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Introduction 
In September 1997 the Government issued a 'consultation document' - a 
Green Paper -  on 'A Future Tertiary Education Policy for New 
Zealand'(Ministry of Education, September 1997). In a letter of 11 September 
that accompanied the document, Wyatt Creech, Minister of Education, invited 
submissions and indicated that the paper had been prepared as a 
consequence of the Government's commitment to a comprehensive review of 
tertiary education.  This commitment was contained in the coalition agreement 
between the National and New Zealand First Parties at the time of the 
formation of the Coalition Government in December 1996.  This Green Paper 
must therefore be seen as an important document.  It seeks to provide the 
framework within which discussion and consideration of a wide range of 
issues can take place. 
 
The purpose of this article is to address some of the issues and questions that 
arise for the field of adult and community education out of the Green Paper. 
No attempt is made to deal with every issue, and the focus is on the argument 
presented in the first section of the paper. A copy of the writer's submission to 
the Tertiary Review is provided as an appendix. 
 
The scope and purpose of the review 
The paper states that 'tertiary education covers all forms of education and 
training beyond secondary education'.  It points out, however, that the focus of 
the review is on 'education leading to formal qualifications'(p 5).  The paper 
                                     




therefore fails even to recognise the existence of the field of adult and 
community education  or 'fourth sector' (See J. Benseman, B. Findsen & M. 
Scott (eds), 1996).   
 
It notes that developments occurring in tertiary education will have 
implications for senior secondary schools.  In addition it notes the links with 
work being done in other areas such as the Employment Strategy, the 
National Qualifications Framework, the review of student support, the Maori 
Education Strategy and the Teacher Education Review. 
 
No mention is made, however, of possible implications and links with the 
'fourth sector'.  It would appear that no work is being done to address issues 
of concern within this field and that no mechanism exists to consider the 
implications of this review for the field of adult and community education.  This 
is most unsatisfactory. The links between tertiary education and adult and 
community education are considerable, and any recommendations arising out 
of the review are likely to have a significant impact on the fourth sector.   
 
Moreover, although some of the assumptions and beliefs on which the 
authors of the Green Paper seem to base their thinking do not fit comfortably 
with the requirements of the field of adult and community education, a broader 
interpretation of tertiary education that takes into account the distinctive 
characteristics of the fourth sector, would provide an effective framework 
within which secondary and tertiary education institutions as well as voluntary 
organisations and community groups could make significant contributions to 
the Government's own goals as stated in the Green Paper. 
 
The role of tertiary education 
The paper provides a brief description of the role and functions of tertiary 
education. It identifies a wide range of functions and benefits of tertiary 
education to individuals, employers, the economy and the wider society.  It 
then identifies a number of essential features of a 'dynamic and adaptable' 
tertiary sector(p 7).  Despite this apparent breadth, I would argue that the 
discussion is very limited in a number of respects.   
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Firstly, although it does acknowledge the public, social benefits of tertiary 
education, I would argue that the discussion gives too much weight to private 
benefits and to economic and  employment-related benefits.  Why is it, for 
example, that students, employers and the Government are the only 
stakeholders mentioned?  In addition to current students, employers and the 
Government, past and potential future students, a variety of communities, 
professional, occupational and voluntary groups, teachers, scholars and 
researchers along with a variety of interest groups in civil society and the state 
also have a legitimate stake and interest in tertiary education. 
 
Secondly, there is no reference in this discussion to the important role of 
tertiary education in providing a basis for New Zealanders to participate 
democratically as full and effective citizens not only in determining the future 
of this country but also in enabling New Zealanders to play an active part in 
international affairs.  There is a reference to its role in promoting 'an informed 
electorate'.  However this reflects a somewhat limited notion of what it means 
to be an active citizen and of the contribution and potential contribution of 
tertiary education and tertiary education institutions to the promotion of 
democracy and active citizenship (Tobias, R. July, 1997a). 
 
Thirdly, the paper argues that 'tertiary education must ... meet the needs and 
wishes of students and employers'(p 7).  This statement is of limited use in 
setting goals and directions since it raises more questions than it answers.  
Students' and employers' needs are not necessarily self-evident; nor are their 
needs and wishes always compatible with one another.  In addition there may 
be considerable differences between both students' and employers' short-
term, medium-term and long-term needs.  Moreover, as already mentioned, it 
is not only students and employers whose needs and wishes need to be 
addressed if we are to have a dynamic and adaptable tertiary sector which 
pursues the highest possible standards in all that it does.  Because of the 
problematic nature of the concept 'need', which is used frequently to stop 
people from thinking about questions of power relations, I would recommend 
the use of such concepts as requirements, purposes, aims, goals, interests 




Fourthly, the paper argues that 'tertiary education must ... ensure that the 
skills gained are of value and relevance to the student, labour market and 
wider society'(p 7).   Once again this statement is of limited use in setting 
goals and directions since it raises more questions than it answers.  There are 
in fact major contradictions and tensions involved in identifying the value and 
relevance of various forms of tertiary education to its constituents.  Thus for 
example: 
• some learning may be of considerable value or relevance to students but 
appear to have little immediate or medium-term or long-term value or 
relevance in the labour market or to the wider society;  
• some learning may be of considerable value or relevance to the wider 
society, but appear to have little immediate or medium-term or long-term 
value or relevance to students or in the labour market; and  
• some learning may be of considerable value or relevance within the labour 
market, but may appear to have little immediate or medium-term or long-
term value or relevance to students or within the wider social context. 
 
Questions about the value and relevance of various kinds of learning to 
various stakeholders/constituencies within a variety of contexts cannot be 
resolved in any simple fashion.  They cannot usefully be reduced to fit the 
requirements of a market- or consumer-driven model or indeed any other 
abstract theoretical model.  Judgements of relevance are necessarily 
contingent on particular, changing circumstances, and judgements of value 
are necessarily influenced by the power relations within the situation.   
 
Fifthly, then, the paper argues that tertiary education must be available, 
responsive, flexible and affordable and that the skills gained must be of value 
and relevance to the student, to the labour market and to the wider society.   
While all this may be necessary, it is not sufficient.  It is also essential to 
ensure that the highest possible standards of excellence are maintained.  I 
believe that standards of excellence in most fields of endeavour and domains 
of knowledge can only be maintained and enhanced with the intensive and 
decisive involvement of people with the highest levels of expertise.  They are 
the people best placed to identify the demands of the discipline or field of 
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practice.  The discussion of future directions largely ignores the contributions 
of these people to the development of tertiary education. 
 
The government's goals for tertiary education over the next fifteen years 
The paper provides a brief outline of what are seen to be some of the key 
changes likely to affect tertiary education over the next fifteen years. It also 
identifies some important trends and issues.  The discussion is, however, very 
sketchy and superficial and in most instances merely succeeds in raising a 
number of questions. One is left wondering, for example, whether the 
economy will in fact continue to be 'more open and competitive'(p 8), and if so 
whether or not it will lead to a continuing increase in participation in education 
for qualifications.  One is also left wondering whether or not the increase in 
credentialism and credential inflation is necessarily a good thing (Tobias, R. 
July, 1997b).  There are of course alternative scenarios and alternative 
policies, most notably in developing a wider range of support and provision for 
credit-free adult and community education.  However these are ignored in the 
paper since presumably they are beyond its scope! 
 
The paper then goes on to identify briefly some directions for the future and 
then to discuss the goals of Government for tertiary education over the next 
two decades. Much of the discussion of directions is unexceptional.  I applaud 
the references to the importance of: 
• developing a lifelong focus for tertiary education,  
• maintaining flexibility in teaching and learning together with a commitment 
to high standards,  
• supporting individuals to achieve their highest potential,  
• encouraging increasing numbers of participants from those groups that 
have traditionally been under-represented in the tertiary sector,  
• encouraging responsiveness and innovation, and  
• setting in place stable and predictable resourcing arrangements.  
 
In my view, however, the discussion of the Government's goals for tertiary 
education is very much less satisfactory.  In some instances the argument is 
either unclear or undeveloped; in other instances the assumptions and beliefs 
underlying the arguments are at the very least open to question.  
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• The discussion on ways of 'improving opportunities for participation'(p 8) 
sets up a false dichotomy between central Government decision-making 
(with all its evils!) on the one hand and a range of market-oriented 
measures on the other hand.  Surely it is not that simple! 
• In the discussion on the need to 'improve the participation and 
achievement of currently under-represented groups', it is argued that 'the 
responsiveness of providers to meeting the needs of these groups must 
improve'(p 9).  Whilst this greater responsiveness is undoubtedly needed 
in my view it is only a part of what is required to achieve these goals. 
• The discussion on 'improving incentives for the quality of qualification, 
programmes and providers'(p 9) seems to assume that existing standards 
are in some way inadequate. No evidence is produced to suggest that 
New Zealand qualifications are not currently accepted internationally. 
• Finally, the discussion on 'encouraging value for the students' and the 
Government's financial contribution' assumes that 'incentives are needed 
to achieve sound governance and management of Tertiary Education 
Institutions'(p 9). No evidence or argument is brought forward in support of 
this belief which of course assumes that Tertiary Education Institutions are 
not currently governed and managed soundly. 
 
Current issues 
The paper then outlines some key trends in tertiary education since 1989.  
This discussion is however limited. It provides very little research data to 
support the proposed 'refinements' of policy which follow.  These 
'refinements', which are seen to be necessary to achieve the Government's 
goals, are based on a number of problems or weaknesses that are deemed to 
still exist in the current system in spite of recent progress.   
 
These weaknesses are stated in the following terms:  
• 'Unclear ways of getting resources to students ... ;  
• 'Weak incentives to contain costs ... ;  
• 'Innovation and responsiveness are slow to be rewarded ... ;  
• 'Inconsistency in how quality is defined and monitored ... ;  
• 'Limited information to help students make decisions ... ; and  
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• 'Tertiary Education Institutions' governance and accountability need to be 
improved'(pp 10-11). 
 
No attempt is made to identify why these, rather than other, weaknesses have 
been selected for 'refinements' of policy; nor is any attempt made to examine 
alternative ways of conceptualising the problems identified.  Assertion takes 
the place of argument and evidence, and the discussion includes a number of 
contradictions and illogicalities.  The writers of the paper appear to believe 
that simple decision-making processes are necessarily better than those that 
involve complex processes of consultation and negotiation.  They also appear 
to believe that councils of educational institutions made up of a majority of 
government-appointed members are necessarily more effective than those 
that consist of a mix of government-appointed members and members elected 
by relevant constituent groups 
 
In general it seems that the discussion in this section, rather than examining 
the issues, tends to move from one assertion to the next, and in this way 
foreshadows the preferred solutions proposed in the next section. 
  
A way forward? 
The paper begins its discussion of the 'way forward' by stating that 'future 
challenges point to the need for increased responsiveness, innovation, 
adaptability and quality ... within current resourcing for tertiary education'(p 
11).  It argues then that there are two broad approaches to the task of 
achieving these apparently contradictory goals. 
• The first approach, it argues, would require greater involvement by the 
Government in making decisions about resourcing arrangements.  This 
approach is rejected.  
• The second approach, which is the preferred approach of the writers of the 
Paper, is identified as a 'more student-focused approach'(p 12).  In the 
view of the writers of the paper it allows resources to 'follow the student 
more quickly', gives 'students more flexibility in their choice of education 
and provider' and lets 'providers respond to changes in students' needs 
more quickly'(p 12).  
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Following the preferred approach the writers argue that the suggestions 
contained in the paper will 'encourage higher levels of participation by 
students', 'responsiveness, innovation and quality from providers', and 'a 
stable and predictable fiscal environment'(p 12) - a new Nirvana!   
 
What are the key elements of this approach?  Briefly, they consist of the 
following: 
• 'sharing resources more fairly over a greater number of students, and 
letting government resourcing follow the student more directly ... ; 
• 'setting minimum requirements for the quality of all qualifications, 
programmes and providers which receive government subsidies ... ; 
• 'improving the information available to students to make decisions ...; and 
• 'stronger governance and accountability arrangements for TEIs'(p 13). 
 
Overall the paper favours a market-oriented approach to the planning and 
resourcing of tertiary education, with minimal state involvement.  It would 
appear that proposals initiate a process likely to lead ultimately to the 
privatisation of tertiary education. 
 
Resourcing, regulating, governance and accountability  
 
Much of the remainder of the paper is devoted to identifying options within the 
framework of the preferred approach to achieving the government's goals.  It 
addresses each of the key elements in chapters or sections dealing with the 
'resourcing of tuition', 'resourcing of research done by tertiary education 
providers', 'regulatory support', 'Governance and accountability'. 
 
Although several options are considered within the overall framework of the 
favoured market-oriented approach, it seems that the paper:  
• accepts the inevitability of increases in student fees with the growth in 
participation rates; 
• favours a system of state funding of tertiary education in which each 
student will receive an educational entitlement that may be used to 
subsidise the costs of study for any approved programme for a recognised 
qualification at any registered public or private provider; 
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• favours a system of state funding of tertiary education in which public and 
private providers would be funded on the same basis; 
• in the name of greater student choice and responsiveness, separating the 
funding for teaching and research to enable providers to offer 
undergraduate degrees with no research involvement; 
• in the name of greater efficiency and accountability, favours changing the 
structure, governance and management of tertiary institutions so that they 
cease to be statutory corporations with governing bodies that consist of a 
majority of elected members and are established instead as companies 
owned and required to pay a dividend to the Crown with all or a majority of 
member being appointed by the Government; 
 
The paper does not seem to take the following into account: 
• the fact that the existing funding system, based as it is on EFTSs, is driven 
to a large extent already by student demand and in that sense is already 
student-focused and based on a form of educational entitlement; 
• the costs and bureaucratisation associated with the proposed new system 
of educational entitlement - it will require some form of central record-
keeping of each and every person's take-up of their tertiary education 
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• from the point of view of state funding, the need to make a very clear 
distinction between those Private Training Establishments that are not-for-
profit community- or iwi-based organisations and those that are expected 
to generate profits, surpluses or dividends for their owners or share-
holders - the latter should not receive state funding, whereas the former 
might well work alongside the state in engaging in certain forms of tertiary, 
adult and community education; 
• Not-for-profit community- and iwi-based voluntary organisations, trusts, etc 
should cease to be called Private Training Establishments - the 
terminology is confusing and masks the important distinction made in the 
previous point; 
• raising questions about the growth of credentialism and looking at 
alternative forms of funding that are not based on EFTSs or educational 
entitlements for certain forms of adult and community education; 
• the inevitable trade-off between the pursuit of educational excellence on 
the one hand and educational responsiveness on the other.  I would want 
to argue that both responsiveness and excellence are vitally important.  In 
making decisions on what programmes should be funded by the state and 
offered by Tertiary Education Institutions and not-for-profit community- or 
iwi-based organisations both factors should be taken into account.  There 
are occasions when it may be wise to recognise institutional and personal 
teaching strengths as well as weaknesses.  It may be wise not to respond 
to every passing fad and fashion.  On the other hand it is equally important 
to have mechanisms in place to ensure that institutional decision-making 
takes fully into account significant changes taking place in the wider 
environment as well as in the disciplines and domains in which teaching 
and research are undertaken. 
 
Conclusion 
This article has identified a number of limitations within the Government's 
Green Paper reviewing tertiary education. From the point of view of the field of 
adult and community education, the primary limitation arises out of its 
complete failure even to recognise the existence of the field of adult and 
community education.  This failure was acknowledged by Brian Donnelly, 
Associate Minister of Education, at a public symposium on 'What future for 
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adult and community education and training?' organised by the Centre for 
Continuing Education of the University of Canterbury as part of its Jubilee 
celebrations on 3 November, 1997. 
 
A number of recommendations arise directly out of the analysis presented in 
this article(See the appendix).  They include the following: 
• Some formal mechanism should be set in place to work through the issues 
arising from this review for adult and community education and to examine 
other issues of concern within this field.  Such a mechanism must allow for 
full and effective consultation  and participation before decisions are made 
by Government that will have an impact on this sector.  
• State funding should be restored and considerably extended for those 
forms of adult and community education that are organised by voluntary 
organisations and community groups, and continue to be provided for 
institution-based adult and community education. 
• Not-for-profit community-based and iwi-based voluntary organisations, 
trusts, community groups, etc should cease to be called Private Training 
Establishments and should be eligible to receive state funding under 
certain conditions to enable them to provide certain forms of tertiary, adult 
and community education. 
• The term 'Private Training Establishment' should be used exclusively to 
describe those providers that are expected to generate profits, surpluses 
or dividends for their owners or share-holders and hence are driven 
primarily by commercial considerations.  These Private Training 
Establishments should not be eligible to receive state funding. 
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